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FOREWORD

The purposes, forms, effects and magnitude of private sector
Spéﬁding far warkfafce educatian and training have béaame, in recent
no lltElE speculat;@n Demand f@f detalled and agcurate 1nformatign
on these subjects has arisen within industry itself, within government
agencies, education and research institutions and organized labor.

Stimulating that demand are a diverse array of interests and con-
cerns. Among them:

n continuing anxiety about a declining rate of productivity growth,
and its effects on inflation and our competitive position in the
world economy, combined with an appreciation that past ard future
1evels and kinds nf invéstments in skills formatiﬁn might wall

o concern about the ways and means by which equal employment oppor=
tunity gains for minorities, women, older workers, handicapped
and other groups can be effectively sustained in the years ahead;

concern about whether our public education and training establish-
menzs and practlces are up to thE task of accaﬁmodating, with

o

rapidly aLtering demography at the werkplaze, 3

o concern about whether the aspirations and expectations of the
workforce of the 1980's can be accommodated within traditional
pyramidal-type occupational structures and rewards, in the absence
of other human growth options;

o and an emerging appreciation that to achieve mastery over the
demands of everyday life and to participate in an informed way in
political affairs and decision-making both require of Americans
an increased sophistication obtained only through continuing
learning, and. increasingly, through organized learning.

We know now that during the past 20 years a vast and diverse edu-
cational enterprise has emerged within private industry = particularly
large industry. We suspect that how and how well it functions and what
kinds of opportunities it creates will importantly effect how these

concerns and natiomal challenges are met.

But as each of those seeking information on private sector education
and training have discovered, precious little of the detail of the whole
of this system has been available. When this policy research paper was
commissioned in 1979 the situation was little changed from that obtaining
in the mid-1970's when Seymour Lusterman labelled industry education and

training the "shadow education system."

.




The details of that system, we are learning, may well amount to a
t of key indicators of our economic and social well-being. An appreci-
ation is emerging that what is going on within industry will decisively
shape the worklife education opportunity structure we will have in the
decades ahead. And while present interest reminds us that here are some
numbers on which we should be keeping close tabs, our practice has been
not to record, collect or analyze them.

Those in industry, government, labor, and education concerned with
human resource development issues, and all those concerned to have a
clearer picture of the industrial education and training enterprise wili
welcome this contribution by Dr. Harold Goldstein. Presented here in
clear and entertaining language are: an examination of the role of
employer-provided educarion and training viewed as a part of the toral
skill acquisition structure; a description of the needs and motivations
for employer sponsored training; important new estimates of the amounts
being spent on various kinds of training; a discussion of new challenges
and problems industry provided education and training 1s being called
upon to meet; and finally a discussion of the role government has excercised
and should be expected to take in enhancing the ability of industry educa-
tion and training to meet these new challenges.

Of the many findings a~d recommendations contained in this study, one
of the most compelling from tnis reader's vantage, is the strong case made
for meving matters forward to develop our record keeping in the education
and training area. As Willard Wirtz and Harold Goldstein put it in A
Critical Look at the Measuring of Work, "We tend to do what we measure."
The movement "toward greater opportunity for worklife education and training
seems certain to require something more than faith and belief in the
positive effects of education, if further broadening of opportunity is to

Gregory B. Smith

Director
Worker Education and Training Policies
Project
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I, INTRODUCTION

The contribution of work skills to economic growth, productivity
gains, and rising average income levels is illustrated by the finding
that the educational level of the work force (which is a measurable
proxy for work skills) has contributed a significant fraction of the
national productivity growth in the United States in the past half-century
(Denison, 1976). Equally important is the contribution work skills make
to the life of the individual worker Ly promoting his or her ability to
earn a living, to make maximum use of personal capacities, and to attain
the sgtisiacﬁian that comes from a feeling of competence and independence.

People acquire work skills by general education, vocationally-oriented
education at all levels, 7acluding professional, and learning opportunities
provided by employers, either on the job or in speclal programs. The way
in which these three modes are combined differs widely from one situation
to another, depeanding on the individual, the chupatian; and the social
milieu. The major role of employer-provided learning is to adapt previously
acquired general knowledge and skills to the needs of the job. But because
on-the-job learning often comes after the others, it has to serve also to
make up for their deficiencies. And because employer-provided learning
serves the fupctions both of enhancing skills for promotion and of changing
skills for adaptation to changing technology, it must often include general
knowledge and involve a return to school. Thus, training provided by
employers serves the critical role of completing the process of skill
acquisition and includes necessary general learning as well as specific

vocational preparation.

IO -




Because of its importance as the capstome of skill acquisition,
employer-provided training is the focus of intensive interest. Workers
see good training as contributing to their income and chances for promotion;
many collective-bargaining agreements provide for and regulate training.
To minority workers, access to training opportunities is a key to equal
opportunity not merely for employment but for promotion to the berter-
paying, higher-status jobs. Employers see training in a variety of ways:

some as a burden and cost--especially if trained workers quit and take

1

their newly acquired skills to another firm; others as essential to assure
a supply of skilled workers, improve productivity or quality of service,
adapt to new technologies or ways of doing business, or attract and retain
workers in the firm. The public interest is in enhancing productivity
and economic growth, reducing structural unemployment by retraining workers
with obsolete skills or giving disadvantaged workers gggrée into jobs.

This paper will focus on employer-provided training, both on=the=job
and that provided by more formal methods, including helping the worker
to take courses in schools. It will not deal with work-study or cooperative
programs in which students are given opportunities to work while still in
school as a part of the learning and maturation process. This paper will
training for their employees. It will examine the role of employer-provided
training in the total system-—-if it can be called a system--for skill acquisi-

tion. It will describe the needs and motivations for training and the

tasks that training will be called upon to cope with. And, finally, it

will discuss what role govermment should take in.enhancing this type of

training.




II. THE ROLE OF EMPLOYER-PROVIDED TRAINING

This section will begin by discussing the ways in which people acquire
work skills in the United States, cnad how gemeral education, vocationally-
oriented education, and on-the-job learning contribute to skill arquisition.
It will describe the needs employer-provided training is designed to meet
and the kinds of training given. The insights provided by economic theory
wlll be briefly summarized.

A. The System for Skill Acquisition ino the United States

The term "system" in this context implies no integrated, planned, or
even systematic arrangement, but rather the variety of modes, methods, and
institutions that have devéiﬁped, each more or less independently of the
others, some competing for clients, and related only in that each is shaved
to some extent by the existence of the others and by its efforts to find a
niche for itself in a busy marketplace.

To put some order into this, one may distinguish among general educa-
tion, vocationally-oriented education,* and on-the-job learning. But, in
fact, no element of the system serves one of these purposes‘salely. The
high school ané the four-year college are thought of as providing general
education, yet high schools not only provide courses identified as 'voca-
tional education," but also give 5tﬁdéﬂts pursuing an academic track the
opportunity to learm such job-related skills as typing,while colleges provide
a variety of pajar fields of speéialisatign that are designed to qualify
the graduate for entry into certain professional or technical occupations.

Similarly, there is a general educational component--usually a weak one--

*This clumsy expression refers to any education program designed to
impart skills that will qualify the student for entry into a specific occupa-
tion. It includes vocational education as generally understood, as well as
college education in engineering, law, or other occupations, and many programs
at the commmity college or technical institute level. ‘




in many vacatiaﬁallysafiente& education programs. Finally, employer-
_pravijed training, whose main function is to adapt the sehcalslea?ned
skills to the way work is conducted in the firm, finds itself providing
some general education, whether to make up for the deficiencies of the
school system (for example, teaching ":nmmunicatians skills"--how to write
in English) or to give management pégsgnnél a background in psychology,
ecoaomics, mathematics, or natural sciences as pa££ of training in broad
management skills.

The general level of educational attainment in the United States is
high in the sense that most people get maﬁy years @E schooling. The current
situation is more accurately portrayed by tﬁe educstional experience of
young adults than by that of the entire adult population or the labor force,
Vsince school attainment has increased in recent &écadesg More than four-
fifths of the youth in their earl- ¥wentieé had completed 4 years of high
school or more in the mid-sev> = - , and more than one-fifth had completed
4 or more years of college (Census, P-20, No. 274, Table 1). Among black
youth, ?2 percent had 4 years of high school or more. Thus, even ailawing
for some of the ééllipublicised deficiencies of high'sghgol education,

a high proportion of youth has attained literacy and a knowledge of general
arithmetic and science thatvserves as a bsckgfauné for learning work skills,
In aéditiéﬂ-éé general education, thére is'an extensive enterprise
»rptaviding~vecatiénallyiariéntéd educatién. To show the relative size of the

campanentg,gf this activicy, one may use either enrollment data or-statistics

on gra ,du’tiansi1 Enfallmentg are useful as a measte of Ehe vnlume or work-

load of the training Effort but not as a measure af the number of pééple who

benefit from the prggram; for example, enrollments in a four-year program

~will be double Ehésgfiﬁ auﬁﬁaﬁjeaf pfagram affecting the same number of




people. Moreover, many who enroll drop out before getting much benefit.
Data on gréduatiaﬁs or completions, on the other hand, show the aumber
of people who have gone through defined training curricula and émerged with
whatever bundle of skills or learning the program hagibeen designed to
impart.

This way of looking at vocationally-oriented education is exemplified

able 1, which shows for a recent year the autflaw of graduates of the

=3

in
various programs and which may serve as a map of the structure of this
type of education!l

The size of these graduating classes is impressive when placeé into

courses in institutions of higher-education amount taxnearly as high a
proportion of the applicable age groups - about 30 percent. Graduates of
postsecondary public vocational education courses and private Efadé,'ﬁéﬂhé
nical, ané business schools amount to-about 21 pereeﬁt of the population

at appropriate ages. Adding the three figures together, we get 83 pérﬂeﬁt,
but, in fact, less than this_prapartiﬁn of the population gets these types
of education because some individuals go through more than one aflthe pro-=
grams - e.g., a graduate of a secondary-school vocational course who later

completes a postsecondary vocational course or gets an associate or bachelor's

lone component, 4-year colleges, is included even though not all of
their graduates have taken courses recognized as vocational preparation.

Many bachelor's degree graduates are qualified for employment on the basis

of their degree, including graduates in architecture, engineering, accounting,
business, journalism, nursing, computer sciences, education, physical and
occupational therapy, medical laboratory technology, dental hygiene, and
dietetics. Liberal arts.graduates, though not qUalified by their bacca-
laureate to work in their major fields, are sought by many employers who hire
college graduates for sales or management trainee positions. )




Table 1. Vocational Prapgfgtinn Institutions in tie
United States and Their Output: Numbers of
-Persons Campleting Various Types of
VﬁcatiﬁﬂaliYﬁGfiEHtEd Education, as a

Percent of the Population at the Relevant

-Age, 1976
Percent
. of Relevant
Type of Institution _ Number Age Cohort
Secondary school vocational curricula . 1,378,000 32,5
Postsecondary vocational curricula,
non-college, total 885,000 20.9
Publie 537,000 12,7
Private ~ 348,000 8.2
Institutions of higher education, total 1,169,000 29.8
Community college aceupatiﬁnal , - '
-curricula ) : 243,000 - 5.8
A—year college, :no graduate or K o
professional degree . 551 ODD . 14.0 ~
First professional degrees (healtb ' B
- flelds, law, theology) = Lo 33 ODD; 1.7
Graduate degreea, maaters* . . 312,000 8.3
Adult and Bn—thE*jab prograas, tatgi o 984,000 . -
~Apprenticeship (registered pragrams) ST ”:49?900»' 1.3
. Military Eraining,a ,licable to ﬂivilian : L g
jobs . S R S 475, ODG:: : 1256
Adult’ vaeaticnal e on_ o :1,235 DOD~:T~ -
CETA classroom® CIBD;ODD) ‘and an—the—" _ I s
Job (63, OOD) training 'j B ' ’ ’”193;099"' ‘ - o
Job . Eergs ," ) ' B ~32;QQD§ e T

“ Soutces“and ‘notes: See




degree at a higher education institutiangg Offsetting this double-
counting, however, are two groups: the large number who drop out of
these courses before completing them, but who receive a partial vocational
preparation, and thoae who complete an adult or on-the-job training program
such as those shown at the bottom of the table. Nearly a million people
completed these, including military training of the kind applicable to
giﬁiliaﬁ jobs, adult vocational curricula, CETA training, formal appren-
ticeship and Job Corps traiﬁing. For most of these, an applicable age
group cannot be identified.

What this table shows is that the ﬂumbéfiagméegple completing
vocationally-oriented courses annually is not far below the total size
of the population cohort entering the labor force. It is apparent that
most workers get not only 12 or mgré years of general education but alsé
some significant occupational preparation in school and come to their jobs
with at least some theoretical background for an occupation and some partly
developed work skills. Only a minoxity = although a significant number = of
the youth enter the labor force without having completed a vocationzally-
oriented curriculum, including those who do not finish high school and manf
of those whose high school education was general or academic, or whose

college degree was in liberal arts.

B. The Needs Employer-Provided Training Must Meet

The workplace picks up where the schools left off. For new workers,
several things must' be accomplished by employer-provided training. First,

the general skills they have acquired must be supplemented and focused

ZIn 1976, 24 percent of those completing secondary school vocational
curricula continued full=time school, according to follow=up surveys
reported by the Office of Education (1978, p. 16). :

“1s i.
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to adapt to the way work is done in the enterprise. Second, in many cases,
orientation to the firm's policies, rules, and organization is pravided.
And, third, in all too many instances, the deficiencies of the vocational
preparation, and even of the general education, must be made up.

The iatter function of entry traiﬁiﬁg has been well publicized. A
frequent complaint of industry over the years has been that the schools are
- not doing their job. This is voiced with respect to basic skills that the
schools are assumed to be competent to provide, such as the three R's;.as
well as to vocational skills. A common criticism of Vécétiaﬁ;iéédugatian
at the secondary schaa; level is that it teaches obsolete methods an-antique
equipment. That some Masters of Business Admiﬁisttatian have had nd”;cufgés’
in actcunﬁing is the complaint of msﬁy Emplayers, often accampaniei=by the
bitter remark, "The thing they teach bést is arrogance.” This has been a’

langistanding problem, arising out of rigidities and traditinnalism in
educational institutions and failure of communication between them and
Aemplayers, As long as;émplayefs cannot get theae,defiﬁiencies corrected
by the schools, they will have to cﬂtinué to maké theﬁjup iﬂ'gheif gﬁn
training.

In addition to introducing new workers, émpiayer-p:aviéed tfainiﬂg
performs several other funetiaﬁs: upgfadiﬁg kills fﬂr?pgaﬁetian,_fétraining
where new production methods are -introduced, and sdaptiﬂg managgrial peraaﬂ—
“nel to ‘new products or new :1imates affEEting business, such as gavernment
;xregulatians on. warkéf safety, envitnnmental 11 tion, or- affirmative actiani )
for equal-amplaymenﬁ ﬂppartuﬁity.

-‘ .73§méfimes the téaining is given ié belated fééégniﬁién of a serigﬁs
A:deficiéncy_iﬁ work skills. This is dramatically illustrated in two ngwr

_ﬁgadliﬁeém3king_ttaining.prqgram5~beggn.in the sumﬁér_af 1979: the creation




of a Nuclear Operations Institute to set up a training program for oper-

taff of nuclear electric generating plants following the Three-Mile

ating s

Island near-disaster (Washington Post, June 29, 1979), and the special

training program far meinténance workers a?ﬁpc—lD airplanes following the
crash of an American Airlines plane in Chicago. |

Several other reasons for training in industry may be identified. One
is the desire to assure "occupational vitality - morale, in the sense of
commitment to work - particularly among professionals and managers"
(Lusterman, 1977, p. 6). Another is the desire to .stabilize employment,
reduce turnover, and fill needs for shortage skills from within. Still
an@éher purpose is to make the firm attractive to workers, who may be willing
"to trade lower pay for learning Qppaftﬁﬁity" Qig%gé)i

The focus of training differs among occupations, partly reflecting the
relative ralés of schooling and experience in skill development. For

managerial occupations, with their great inter-firm mobility, orientation

to the firm is an important reason for training. Also, as the development

of new management methods (such as "management by objective") seizes the

imagination of administration, or as the climate in which business is done
changes = for example because of new regulatory laws — management must be
trained to cope (Myers, pp. 71-80; Clark and Davis, p. 179).

Training is given for sales workers to acquaint them with new products,

as well as to improve their sales techniques. In some subject fields, there

is little training available except through the firm. For retail sales

high turnover requires a constant volume of short-duration training, limited

by the inadvisability of investing too much in any individual (Clark and

Daﬁis, p- 181).




| Supervisory training concentrates on how to supervise and how to
éeagh, as well as how to operate under new personnel practices, such as

those required by equal employment opportunity laws.

For craft and operative workers, training focuses on pramatiun and

skill upgrading, inecluding fuli craft training by systematic raﬁatinn
through a variety of operations and short-term training. Autgmayile:and
applianceggampanies train not only production workers but also servicemen
and repairmen, both theif own empléyees and those of their cuétcmété or

dealers.

Clerical workers receive much of their initial skill development in
schools (both secondary schaals and private business sghﬂglé) aﬁd_éﬁéléyEf*

provided training tends to be general arientati@n plus special pt@gtams for

51—50)

such occupations as key-punch operators or bank tellers (Myers, pp.

Training for prafessianal and technical warkers = the Qeﬁupaﬁians fgr

which schooling is most extensive - is largely for upgrading and fgf
updating skills to keep up with changing technology in their fields. Many

professional workers move up to managerial jab 'r which their éfgfessiaﬁal

education has given them little preparation, and training or aufsiéé courses
are often focused on broadening their skills (Myers, ppit61!70); |

The special needs for training in industriai-ctganisaticﬁé ggflectithéiﬁ
technology and structure, as well aé the aé;upaéians they empla? éﬁd the

modes of preparation available for these operations. Industry‘s role depends

in part on how much of the training in the various ﬁscupétiansris done by the -

schools. For example, according to its assistant vice-president for ‘training

énd adgcétian, the Bell System can hire alfeady—trained warkers'in only a few

occupations, iﬂcludlng autgmnbile me:hanics, some clerical and data Eystems

jubs, and pfafessianal jgbs such ag accountant, lawyer, physician, nursey




psychologist, and engineer. Tﬁese are the exceptions, and even in these
jobs there are many skills and much knowledge specific to the Bell System
to be learned before the already-available skills can be effectively applied.
For most of its jobs, Bell gives initial formal training and continues éc
provide training from time to time (W. Frank Blount, in testimony before
Senate Committee on Labor and Human Resources, June 6-7, 1979).

The effect of the structure of the career ladder in industry and the
’fﬁlé of school-based preparation in skill development is illustrated in
the dontrast between the job and promotion structure in hospitals and that
of industries such as steel, autcm@biléé, gqg petroleum refining. Hospitals
employ many occupations for vhich training is provided in schools, including
pharmacists, X-ray technologists, respiratory therapy workers, occupational
and physical therapists, audiologists, dieticians, énd speech pathologists.
These workers are hired from cutside and g%ggn little or no training by the
hospital. Nor can workers hired in entry Jjobs, such as hospital attendants,
aspire to promotion into these jobs. Training in haspitélg is for limited
objectives = qualifying untrained workers for employment and upgrading
Vwithin groupings of jobs where some promotional opportunities exist (U.S.

Department of Labor, Occupational Outlook Handbook, 1978-79 Edition, pp. 447-

515). Such untrained workers, however, amount to 60 to 70 percent of hospital
personnel, and increasing attention is being given to their training (D.L.
Kimmerly, Vice President, Human Resources, Michael Reese Hospital and Medical
Center, Cﬁicaga, in U.S. Department of HEW, National Institute of Education,
1979). L | '

sequences and tall promotion ladders are found; a worker is hired as a yard

laborer or other unskilled worker and works up to semi-skilled and often

<1 -




skilled production and maintenance jﬁba. Few jobs are filled by hiring,
except at the bottom. In men's apparel anﬂ many shoe and textile plants,
on the other hand, there is an open structure, so that practi ,,ly every
job is a hiring 2lagsification, There is little or no movement within the
plant. The structure determines which skills the employer trains himself
and which he expects some other training inaﬁitutiéﬂ to produce. This is
affected by the extent to which the skills are firm-specific, in which case
there is more likely to be internal promotion and training (Doeringer, in
U.5. Department of Labor, Manpower Administration Monograph No. 7, l9Q§,
pp. 9-10).

In summary, the use and role of training within industry differs,
depending on the contribution of schools in preparing for specific occupa-
tions and on the career ladder structure of the industry or the firm which
tends to think of training that it engages in as a necessary business
expense, not primarily as a fringe bernefit for employees. A survey of train- -
ing in industry reported: : -

While incidentally supportive of the job and career aspirations

of participating employees, most employer-sponsored education

and training stems from business needs . . . Only a small number

{of business executivesj think . . . that these programs include

subjects or skills that "are really the responsibility of the

schools to provide." " Typiﬂslly, these spokesmen regard all or

most of their companies' education and.'training activities as

legitimate and necessary business functions (Lusta;man, 1977, p. 1).

That there are some doubts in industry about this serious view is brought
out in the comment of a‘gteél company executive cited in the same:repn:t (p. R

T -6);uw”Tfainiﬂgwhasdcften~béenva-formsﬂffénteﬁEaiﬂmenﬁ~inniﬁdustfya"fnﬂneu
de;ntee af training comments bittérly that "training is the stepghild of

the world of wufk and is nat taken vary seriausly at all“ (Gilbert, 1976, P.

4), And skeptigigm abaut training is reflected in the reasons given by.




respondents to a Bureau of Labor Statistics survey for the fact that they

do not provide formal training: thé most common reason was that "informal
training satisfies the needs," but more than a quarter of the respondents

in metalworking industries sald they preferred te recruit trained wbrkers;
many sald they had so few skilled jobs that structured training was unneces-
sary; abaﬁt one—quarter sald they did not have the capability to provide
structufedxtraining; and a féw pointed to the risk of training workers and

then losing them to other firms (U.S. Department of Labor, Occupational
: at :

Training in Selected Metalworking Industries, 1974, pp. 11-13).

The attitudes and motivations of employers with respect to training,
then, are not entirely uniform. Organized labor also has mixed attitudes.
On one hand, some unions are supportive of traiming, and especially of
apprenticeship; training is seen as the route to promotion and to improving
the individual worker's earning power and marketable skills. Training is
regulated by many collective bargaining agreements; in 1976, 695 cut of

1570 major agreements (covering 1,000 or more workers) amalyzed by BLS had

6.7 million workers covered by the major agreements. Provisions about other
training on the job were negotiated in 589 agreements, also covering nearly

hese programs were designed to qualify workers in

|

half the workers.
different ar'higher gkills or to upgrade existing skills. Such agreements
were found in every one of the 31 industries anaiyzed; with the largest
number of workers covered by them showing up in transportation equipment
and priﬁazy metals manufacturing and in Eranspaftatian and ganstructiéng
In 78 agreements, covering about 12 percent of the workers, tuition aid was

provided (U.5. Department of Labor, Cha:acggristic5:éfrygjgplcglggg;;gg

Bargaining Agreements, July 1, 1976, p. 76).
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Labaf‘s concern about training stems from its effect on workers'
earning ability and security, frﬁm a desire to centrol the suépiy of 1abarl
to ﬁfevent an excess of trained workers over job opportunities, and from
a concern about the potential for abuse of govermment subsidies. Where
subsidies exist, unions want to prevent employers from taking advéntage
of the subgidy and then discarding the worker, using him or her only whilé
subsi&iged and in lieu of workers to whom the firm would otherwise have
to pay a full wage. Unions press for creating openings for the new workers
being trained, so that they can stay with the company and start a career,
and urge that to create these openings, other workers,should be upgraded.
fThe solution to the problem of structural unemployment relies heavily on
the career ladder concept" (Fry, 1979, p. 10).

Another labor concern is to assure access to training when technolog-
ical change threatens to make samé jobs obsolete. Many union agreements
call for advance natificatian of impending techmological ;hsﬁges and
provision of retraining faf employees potentially displaced (Beiitsky; 1977,
p. 9). (Provisions of major collective bargaining agreements és of 1967
are summarized in Task Force on Occupational Training in Iﬁdustry,YIQEE,
Vol. 11, pages 82-93.) | ’

C. Modes of Training

Training provided by employers takes several forms, uses a variety of

methods, gnd, as indicated in the-prévigus ségtign, includes a ﬁide‘réngé

~of content, depending both on the skills to be imparted and the purpose of
the training. ‘x

In form, training runs the gamut between informal and highly formalized.
_Thé.tfaditianal way maﬂy jobs are taught-is: to put the .worker on Ehe jab'

with a few brief instructions from the superv L.sor or a fe;law wa:ke;, and




keep an eye on the new worker to correct mistakes. For complex jobs, the
worker begins on a simple task and goes on to others when this task is
mastered. ,ThE.EﬁEEETVlEafﬂE by watching others, by trial and Errof; by
informal discussion or even by trying out other tasks in lunch break, and
by maving around in the plant. More formal t?;ining comes in when the
worker is put through a systematic rotation of tasks to dévélgp a rounded
skill.

In a complex organization or where knowing something of the teahnnlogy'
is-impcftant to the job, even more formal training may be introduced. The

worker thus learns the "why" in addition to the "how" (Clark and Davis,

1975, p. 178). Instruction may be given individually or in a small group,
in a classroom at the plant, ﬁy lecture, or through audianvigﬁél aids,
programmed learning, or other methods more flexibly adapted to teaching
an individual. Finallyi arrangements may be made for courses at a local
school or for ,nging an instructor from the schaol into the workplace.
For gchool programs, emplayers pay all or part of the tuitinn ("tuition aid"),
and scmetimes the workers are released for this training during working hours,
while receiving their regular pay.

Apprenticeship is a time-~honored mode of on-the-job tfaiging% inveolving
gsystematic rqtstian through a series of tasks évei several years, as well
as classroom instruction in the theoretical aspects of the craft, As shown
in Table 1, Dﬂi? about one percent of the new wgrkéfs complete formal appren-
ticeships fégistetgd with gffigig; badiesf An additional number, which is
estimated to be about half again as many, complete apprenticeships not so
registered (Swerdloff, 1978). In addition some companies provide less formal
programs for training craft ﬁ@fkérsj involving more on-the-job exﬁeriéﬁcei

with less rigid sequences of assignments and about half the classroom
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instruction required for apprenticeship; such programs may take eight

Oor more years to complete, compared to 4 years for the typlcal apprentice-

ship_(gmplﬂyggﬁg and Training Report of the President, 1977, page 97).

‘ Thi;-variety of modes represents a continuum over the range of degrees
of formality, and each employer has the opportunity to choose for each
training program the method best adapted to the company’'s needs. A variety
of considerations affects the choice. The informal or minimally formal
training at the work station "emphasizes leéfning by doing and keeps theoret-
ical expianations to a minimum," one study points out. '"This is particularly
attractive to people who have beeﬁ 'turned off' by earlier experiences with
book learning, or who for other reasons learn best from concrete occurrences"
(Belitsky, 1977, p. 10). The concrete learning that occurs in this situation
is less likely than a classroom experience to impart a generalized skill

that the worker can take to other jobs and therefore is preférred by those
A \‘i

employers who fear losing their investment in training as a result of
turnover,
On the other hand, the "buddy system" by which the new worker learns

from an experienced worker is not always welcomed by the latter; there is-

new (and sometimes younger and more vigaréus) worker who can soon attain
equal or even greater productivity. Workers sometimes say that the worker
who leatns by watching his or her fellows is "stealing thé,job,“ Where
jabwsecurity is not asgsured, this féar .can be a PEEEEE force. :A13§;4a~ww-~ur:»r
common ViEW’amﬂﬁg‘PEEEEESiDﬁal,;EEiEiﬁg officers is that completely iﬂférmal
instruction by a fellaw.wgrkef'_is nﬂﬁ aiwsyS'désifaﬁl bEEELSE it may 1éadr_:
to in:ulcatiun gf negstive or caunterprnductive attitudes (RabEft Allen, ”

in Craig (ed.) 1976).. (It is diffigglt to see how a new warker eguld be
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prevented from picking up ettitudee'frem fellow workers regardless of the
method by which he or she is trained.) | ‘

The more formal programs, requiring training staff, equipment, class-
rooms, etc., become increasingly expeneive, eepeeielly.when tﬁe,wetkere'
time away from production is being peid for. Tuit;en aid may be 1eee
eeetly, On the ether hend the costs end time invelved in trevel to a
school eﬂeeurege_eeme empleyere to offer the tfeining in the werkpleee,
during or after work hours. The induetryiﬁeeed e:eining pregreme hefe the
advantage, when compared to schools, of not being bound by the traditional
school mede; of eleeereem, course content, lecture, eemeetere,‘exemieetiane,_
and credits; newer Eeeehing teehnelegiee can be'ueed ’ineluding pregteﬁmed
learning, audio-visual aids, end training tefgeted to the neede.»’ﬁeeeuee of

these and a variety of other eeneideratiene, many firme epefate ‘more ‘than
one kind of training. , |
There is some evidence thet'fermel methods ef training have been on
the iﬁereeee- Aeeerﬂing to one eufvey of practices in fifﬁe, exelueive use E
of informal methods declined from AQ pereEﬁt to 20 pereent frnm 1962 tn 1969; o
The sample is hardly fepreeentative, hewever (Clerk end Davie, P- 179i eitinglf;

a Bureau of National Affairs survey). - ;}g
The coats of more formal training are one of the reasons why more of
it goes on in larger than in emellef_eiente. Other factors are simply the

need to have a "critical mass" - enough workers requiring a pertieule: :

training program at-a-particular time to wefreﬁt'eetting“ie up;%eﬁd"e”lergef

encugh work force to support a training staff. "Vendors of ﬁreining;metefiele_ T

meet the needs of small plante to some extent by previding individuelieed

%

instruction materials. Nevertheless, eurveye centinue to show leee activity -

in smaller firms.




D. Economic Theory Bearing on “raining

Two innovations in economic theory shed some light on the economics

training. One of these is "human capital" theory, the otherivthe theory

=

o

of internal labor markets.

The first of these is concerned with the investment in human beings
involved in giving them education or training. It examines the return to
this investment in the same way as the return to an investment in any other
asset is analyzed. (If this seems a cold, calcula ting approach, it is
precisely this characteristic that places it comfortably in the icy main-
stream of economic thinking.) In applying the analysis to training, Cary
Becker, in the seminal work in this field, made a fundamental distinction
between general and specific train ing (Becker, 1962, 1964). Specific train-
ing is that which prepares a worker only for work in the firm; géﬂéf;l
training prepares him or her for work in other firms as well. An example
of the first is orientation to the organization of the fifm, or training
in a technology or process used only by a single firm. An example of the
secggd is an apprenticeship in a craft or training in a skill that is widely
~employed, such as welder. Becker argues that since the worker is free to
quit and carry his general skill to another job, the firm will nat.bear
the cost of geneéral training; instead as a result of the operation of
competitive forces, the worker will bear it, through reduced earnings while
in training. The worker receiving épéeifig trainiﬁg,'héwever, will receive
‘his full qage_(bés%d-cn hié marginal ﬁfadq;tiﬁity), and the company will
_beéf the CQQt'gfxtféiging- B

This thenry has been accepted and elabgfated by many eauﬁamists. Amnng
ﬁhem, Hiﬂcer estimated thgt the rate uf return iﬁ the investment iﬁ anﬁthe-

‘juh training was: fEVQfEblé-v it actauuted faf at least nﬂe—quarter af the




conslderable difference between earnings of college graduates and those
of high schoel graduates (Mincer, 1962).

This theory presents some problems, however. One is that in practice
the distinction between general and specific training is not always clear;
much training has elements of both. On another aspect, as Blaug (1972, p.
194) points out, the fact that few firms have records of the costs of
training - even of the direct costs, not to mention the indirect costs which
include overhead, rent, workers' wages while in training, etc. - raisés a
question whether they have, in fact, any basis by which to reduce the wage
of the recipient of general training so that he absorbs the costs. The
theory depends on the existence of a perfectly free market for labor and
other factors of production and fails to account for the effects of less than
full mobility on the part of workers who have received general training, or,
indeed, the impact of unions on wage rates (Eckaus, 1963, p. 504).

Some employers do act, at least in part, in a manner consistent with
the theory; some see the possibility that they will lose trained workers by
turnover as a reason for not providing training, (e.g. the responses to a
BLS survey cited above ) and others express a preference for giving only
by turnover (Clark and Davis, p. 182). This consciousness of the rel...on-
ship between general training and turnover gives some support to the theory,
but the news hasn't reached these employers that the workers, not they, will
bear the cost of the general training.

The human capital theory has implications for the issue of government

financial support for training in industry. The government's interest is in




but not 5pé¢ific.training. But if the cost of general training is paid

for, not by the employer, but by the worker through a wage rate lower than
would be warranted by his productivity, the government would be justified

in contributing only if the resultant wage would be below the legal minimum
wage, or so low that the worker would not be attracted to the job. This
circumstance could arise, for example, if welfare, unemployment compensation,
-fOQﬂ stamﬁs, and other benefits available to the worker made the reduced
wage offered an insufficient incentive to go to work. -

The theory of internal labor markets, first expressed by Clark Kerr
(1950) and most recently made p@pular by Peter Doeringer and Michael Piore
(1966, 1971), describes the "labor market" within the firm as only weakly
linked to that outside, Warkers enter mainly in unskilled entry jobs and
advance through seniority, promotion, and upgrading training. Once in thes
firm, a worker's employment and wage rate are governed by factors in addi-
tion to the marginal productivity of the worker's own labor: a web of rights
conferred by status, usually achieved and enforced by collective bargaining -
rights to promotion, training, security of employment. The worker's status
and wage are governed by rules, of which the general one is seniority. The
rules, spelled out in collective bargaining agreements, specify promotion
and training sequences and identify the hiring jobs or "entry parts"ithrough
which workers come from outside. Unlike human capital EAEEIy, internal
labor mark%t theory does take into account the role of unions.

To the structure of fulés developed by»eollegﬁive bargaining has been
‘éddéd a.neﬁ set of rules impased by law, dealing with equal employmént oppor- -
» tﬁﬂity- These rules affact not anly entry but alsa pramaticn aﬂd ess tu |

training. They will be di ssed afe fully in a late; sectian af this

- paper, -at this peint Eheir relevan:e to the ﬂtth rules gcverniﬂg the




internal labor market is noted.

The implications of the internal labor market were summarized by
John Dunlop, as indicating

the crucial importance in our society of having a job. Onc
you have a job...many things follow. Adjustments take plac
in the enterprise... This underscores the importance of
preparing people to get a first job, and I think this defines

a major priority for public policy (U.S. Department of Labor,
Work Force Adjustments in Private Industry, Manpower /Alternatives
Research Monograph No. 7, p. 8.). -

e
e

While it is fair to say that the theory of internal labor markets is not
linked logically with the structure of neoclassical economic theory, as is
human capital theory, but is rather more institutional and empirical, its
insights contribute significantly to the understanding of training in

industry.
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I1I. THE EXTENT OF TRAINING

of training provided by employers and the different forms that it takes.
After a trief discussion of problems in measuring training, it will look
first at what the available statistics say about the number and proportion
of firms that give formal training and the types of firms that do so (i.e.,
by industry and size) and then at the more important question of the number
and percentage of workers receiving training and their occupations. A
view of training from another vantage point - reports by the workers them-
lives — will then be taken. Some information on the costs and benefits of
training will also be sought.

The reader should be warned at the outset that whag this paper has to
share on tﬁis subject is frustration. How much and what kind of training
goes on, who gives it, where it is given, who gets it, how much it costs,
and what good it does have not been measured adequately in the Unit ted States.
This is interesting in view of the millions of workers involved, the billions
of dollars spent, and the hoped-for effects on pradugtivity, warker incame,
iﬂt&fﬁagiﬂnal cgmpetitiveness af the nation's economy, aﬂd‘equality §f

: emplﬂyment uppartunity.

A, Heasuring rainiqg A:tivity

Tﬁ begiﬂ with we must face the fact ‘that the made of ‘tral




formal training.

Increasingly, off-the-job instruction and periods of work are
being viewed as integrated parts of a learning experience or
developmental whole. Indeed, to many executives, efforts
during recent years to link these two learning modes have been
the most significant development in the field (Lusterman, 1977,

p: 9.
Informal training cannot be measured because records are not kept, and,

gince both the training and the production are joint products of thersame
effort, no cost data can beKdevelapedi

Even a somewhat more structured mode of training - systematic rotation
of the employee among an number of tasks so that he or she develops a

rounded skill is difficult to measure, for the same reasons. A recent

survey excludes such training from its definition, unless an instructor is

present:

Training is defined as a structured program to permit employees
to acquire or improve skills... A structured training program
must have an identifiable plan...involve the active presence of
an instructor or trainer... A teaching machine or some other
programmed self-learning device may be substituted... In cases
of training not related to apprenticeship, a supervisor or fellow
employee who, incidental to his main responsibility, gives
occasional, unscheduled instruction should not be considered an

instructor or trainer (BLS, 1977, p. 3%; emphasis in original).

In that survey, not only completely informal training but also the first stage
up to more formal training was excluded - a decision probably made in the
interest of getting gféatEt precision in what was measured. So we must be
resigned to identifying and measuring anly a part of <gltotal craining
provided by employers. |

A seeand measurement prcbiem-is that nétiali'éirveys.aktaiﬁ a represen-
'tative sample af firms ‘to survey. Same nf the sutveys af training in - |

‘ ;inuustry, iﬁ;luding surveys whosevresults are vesy illuminating

_with a. 1ist f,firgs whaééi:




interest in training or in personnel practices has led them to join one

or another association whose membership was then surveyed (for example,
Bureau of National Affairs, 1978). They are obviously not typical of all
firms with respect to training activity, and such surveys cannot reveal the
true extent of training.

A third problem, and one on which several of the sufveys-have foundered,
is nonresponse. Experience has shown that nonresponse is associated with
lack of interest in the subject of the survey, and it is usually found that
the characteristic being measured - in this case, training activity - is
less prevalent among those who did not respond to the original questionnaire
than among those who did. It is standard statistical practice, therefore,
to follow up a sample of nonrespondents and, on the basis of the information
they provide, to adjust the estimates to reflect the incidence of the
characteristic in the whole universe being studied, or, if this is not

possible, at least to indicate the amount of error resulting from nonresponse.
Unfortunately and inexplicably, in neither of the two recent surveys on
which we must depend for a measure of the incidence of training in industry
was any use made of the information from nonrespondents. The Conference
Board's survey (Lusterman, 1977), despite evidence from a nonrespondent
follow~up that the respondents, who were only 22 percent of the originmal
mailing list, gave m@fe training than nanréspﬁnﬂents,,based all ité tabula-
tions on the 22 percent. The Bureau of Labor Statistics Wéﬂﬁrtb,thé trouble
and cost of visiting 550 firms who failed to respond to its ﬁéil_sufvey, and

then did not use - did not even report on - the resuits afithe félléw up;

the tabulations in the survey are based on the 59 percent of the égﬁplé that

‘responded (BLS, 1977).




In view of this disappointing performance in recent surveys by reputable
organizations, it is heart-warming to see the attention to adjusting for
nonresponse in the report on a 1957 survey by authors who make no claims
to statistical expertise (Clark and Sloan, 1958).

A few other practices followed in the two recent surveys defeat attempts
to use them as definitive measures of training activity. The Conference
Board survey tabulated the incidence of each of four types of training pro-
grams reported by its respondents, but did not tabulate a simple tally of
the number of firms that had any formal training, so this cannot be inferred.
The BLS, in the interest of precision in manpower information, identified
training in 14 specific skilled occupations, but only indirectly did they
get a hint of the existence of any training for other occupations; 5 percent

of the firms surveyed reported that they trained for other occupations but

not for the 14, but there is no information on whether firms that provided
training for the 14 occupations also provided it for others.

Another way to get a picture of training is to survey workers themselves
and, in this way, measure not only current training activity but also the
training rgzeived during each worker's prior life experiences, and its rela-
tion to his or her education, occupation, and personal characteristics,
Several major attempts to do this have been made: a 1964 report based on a
survey of a nationwide sample of workers (Manpower Administration, 1964); a
question on vocational training that was asked in the 1970 Census (Bureau of
the Census, 1973); and questions asked in various longitudinal surveys such
as the Parnes surveys of various segments of the population (e.g. Pa%ﬁes,
1974). Such surveys can provide great insight %gﬁa the contribution that
training and other forms of skill acquisition made in the experience of

‘individuals. They are, however, subject to sgﬁeté problems of accuracy




of reporting and of recollection of events that occurred years earlier.
For example, the Bureau of the Census reports great inconsistency between
responses to its 1970 census question. on vocational training received and
responses to a re-interview (Bureau of the Census, 1974).

The disappointing éxperienee of trying to draw conclusions from recent
surveys of training has led to somewhat more détg}led and specific recommen-
dations for lmprovement of statistics at the end of this report than would
normally be appropriate. ’

B. Firms That Give _Training and Workers Who Get It

A first cut at a general survey of training in the economy, conducted
by the Department of Labor in 1962, showed that only one out of five estab-
lishments sponsored some type of formal training, and only 7 percent of the
workers were enreclled in truining at the time of the survey. Safety training
accounted for half of these enr};:lleesi and general orientation another 8
percent, so that only about 40 percent (or less than 3 percent of all employed
workers) were being given skill improvement training. The largest numbers
(10 percent of the trainees) were taking administrative cad supervisory

raining; 7 percent, sales training, and 6 percenf, training for the skilled

W"W

trades (U.S. Department of Labor, 1965).
Typically, a higher proportion of large companies engage in training.

A 1957 survey of the nation's largest corporations shawed that most of them

‘mailed to the 500 largest cnrpatatinns as listeﬂ by Fartune maga;inei and

72 p énﬁ of chgm responded. Of thase :espanﬁimg; 35 petgenﬁ repgrted'
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ducatianal pragram. (When allnﬂance is made far nnnréspnﬂse,‘

; Ehe estimated incidence cf prugrams ig between 61 snd 89 per;eutﬁ—i.e., if »




would have been 61 percent; if all of the ﬁgﬁrespgndents had programs, the
figure would have been 89 percent.) In 67 percent of the responding firms
(41 to 71 percent of the total) the programs were conducted both within and
outside of the firm; in 28 percent (17 to 47 percent of the total) only
within the firm. Among the reporting firms, training for supervisors was
most common; it was offered by 92 percent of the firmsvrépgrting_ Profes-
sionals received educational programs in 71 percent of the firms, factory
operatives in 45 percent, clerical workers in 31 percent (Clark and Sloan,
1958, pp. 13-24).

A broader spectrum of industry was surveyed by the Conference Board
for the period 1974-75 (Lusterman, 1977). The sampling frame included all
firms with 500 or more employees; firms of this size employed 32 million
persons at the time, or about half the wage and salary workers in private
nonfarm establiishments.

In this survey the formal training modes were structured as follows:

tutions and contractors, and whether they are held on or off the company's
premises; some are held during work hours, some after hours. (2) Tuition--

aid programs selected and arranged for by employees, who are reimbursed

fully or partly by the firm; the courses are normally after éﬁfking hours,
and at colleges or universities, but sometimes the instructors come to
places more convenient for the employees--even in some cases to company

premises. (3) Other outside courses offered by such organizations as the

American Management Association, the Conference Board, professional societies,
trade associations or corporate suppliers of training. They are open to

emplgféés of more than a single firm and are taken during working hours.
H




Among the 22 percent of firms responding, the following percentages

reported having various types of training programs (Lusterman,

Table 2.6)%*:

Tuition aid (for after-hours courses) 89%
Other outside courses (during work hours) 74%
Company courses (during work hours) 70%

i 397% #*

Company courses (after hours)

The largest firms had the highest incidence of each type of program:
for example, 96 percent of the firms with 10,000 or more employees had
company courses during work hours, but only 55 percent of those in the
smallest size class, 500-999 employees, had such programs.

The prevalence of training programs was generally similar among industries,

except that wholesale and retail trade had a lower incidence of each type of

program than the other sectors (Lusterman, Table 2.6).

On the critical question of the number of employees receiving training,
their occupations, and the kinds of training they got, the survey report is
unclear. It is possible, however, to piece together a rough estimate of
the total incidence of training. Employees who had participated in company
courses in the previous year totaled 4.4 million, or 13 percent of all |
workers in firms employing 500 or more; 3.7 million (11 percent) had partici-
péted in programs during hours, and only 700,000 (2 perQEﬂﬁ) in afEEféhQurS |

- .programs (Lusterman,'p- 11) . In addition to those participating in company




courses, there were 1.3 million participants annually in tuition aid pro-
grams, or 4 percent of all workers, according to & rough estimate by the
author of the study based on a 1970 Conference Board survey (Lusﬁerman,

p. 11). To this must be added the employees who participated in courses
other than tuition-aid provided by non-company sources. The report gives
no estimate of the number involved, but this form of training absorbed 9
percent of the training expenditures (Lusterman, Table 2.7). Making a
rough estimate on the basis of the cost figures, this group of workers

may have added about 10 percent to the numbers receiving training, or about
600,000. If we assume that none of these four grcups of workers pa:ti;i—&
pated in more than one type of course, the total number of workers involved
in formal training was about 6.3 million, or about one out of five of the
32 million workers employed in firms with 500 or more employees.

overall) was fairly uniform in the. larger size companies (14-16 percent),

but in the smallest size firms it dropped to 10 percent (Lusterman, Table

2.2). By indus:rty there was less uniformity; manufacturing firms had only
7 percent éartisipatiaﬁ, finance and insurance as high as 20 percent, and
in the other sectors, the range was 12 to 15 percent. Most of the partici-
pation was in courses during work hours (Lusterman, Table 2.7).

Another measure of the relative emphasis among programs is the
distribution of expenditures (Lusterman, Table 2.5):

Company courses 80%

Outside courses

Tuition aid 11%
Other 9%




Smaller firms depended more on outside courses for their training:
in firms in the 500-999 and 1,000-2,499 size groups between 50 and 60 percent
of the expenditures were for outside courses, while in the 1argesﬁ size
group, 87 percent was spent in-house (Lusterman, Table 2.5).

In terms of expenditures and employee involvement, therefore, the most
prevalent mode of employer-provided training in firms employing 500 or more
workers was through company courses during work hours. The kinds of training
given in such programs are shown in Table 2.

Table 2. Types of Courses Given in
During-Hours Company Programs

Percent of Employees E;peg@ipq§e$ .

companies involved =~~~ Mill- Percent
providing _ Number Percent ions of

Type of Course courses VV(QDQ) of total of § total
Management development/ 60% 1,400 372 $ 430 247

supervisory

Functional-technical 54% 2,300 61% 1,340 74%
Basic remedial 8% 30 1% 15 1%
Other 11% 30 1% 15 1z
All courses 70% 3,760  100% 51,800 100%

Source: Lusterman, Tables 6.1, 6.2, and 6.3.

The functional-technical gategnry iﬁcluded such areas as production,

. maintenance, marketing, sale é service, affice administratign, intérnal syszems,

finance and persunnel - 1. e., mustly managerial and whité—eullar skills
Campafing thes& figures with the accupatiaﬁal distributinn of thé wark farce

~-in the repaftiﬂg cﬂmpanlesaall percent managerial, 12 percent prafessiunal :

:andZ;echniggl,;lﬁfpg:;eggisa;gs;anﬂ_mgrkg;ing?iané167apgr:§g; alliathetg
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occupations (Lusterman, Table 2.11)--the conclusion i1s inescapable that
training through ccmpany courses in working hours, the most prevalent mode,
was disproportionately concentrated on providing managerial and other
white-collar skills. This was less true i ‘he largest companiea (those
with 10,000 or more employees) where 81 percent of the expenditures were
on functional-technical training, while in companies with 500 to 4,999
employees about half the expenditures were in such courses (Lusterman,
Table 6.6). In only 21 percent of the companies——and in only 36 percent
of the largest size firms--did hourly-paid employees participate in func-
ticnal-=technical courses, however, and low-salaried employees participated
in 22 percent of all firms and 43 percent of the largest ones (Lusterman,
Table 6.7).

Tuition aid programs, although found in 89 percent of the companies
reporting and therefore the most widespread mode of employer-provided
training, involved only a small proportion of employees; all after<hours
progtéms, of which tuition aid is one component, involved only 2 percent of
the employees of reporting firms. In addition to improving employees'
éeampetencias and preparing them for new assignments, companies reported to
an earlier Conference Board survey that such programs supported their
recruitment effort, enhanced employee morale, and feducéd turnover. About
half the companies paid all the tuition costs, and most of the remainder
either 50 or 75 percent (Lusterman, p. 34). As noted abﬁve, tuition aid
and other outside c;u:ses were favored by smaller firms, who did not have
the "critical mass" to make it warthwhile-ta employ training staffs or to

offer courses in occupations with few workers.

“gg



‘and Eampled plaﬂts cf SO. lmlpil_éyéesr} m‘

.. metal working industfies cﬁly, included in its sample plants with one or
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iinnused nn the metal working industries (fnﬁtinntéd'mefai praaﬁggé,
nsnhingfy._elent:inal equipmgnt. and tt;nspnrtntinn equipment) nnd on
the trnining they nrnvidad in 14 éesignated skilled craftn. As noted
above, therg was a 59 per:ent rgspnnne, and althnugh a sample uf 550
nnnfennnndgntg was interviened, nn infnrmatinn nEnut nanrespon&entn was
used in the rapnrt nn_the BUTVEY. | N
Only 15 pereént of the plnngs reporting provided E:nining,»rnnging
from 10 percent in trsnspnftatinn'equipmnnt to 18 petéent'in}nééhinéry plants.
By size, half the plgnts in the 1argest size nlass (1,000 employees or mnte)
gave training, and this annled dnnn tn only 9 pe;eent among nlantn with lens j]f
than 20 employees (Bureau of Labor Statistics, 1977,7p;j4)i The training
programs in 1974 enrolled 134,000 workers in'the.lé nneupatinns'nr abnut
10 percenz of total emplnyment in these nccupatinna in the meﬁsl wnrking
indnstrien_ ‘The largest groups of trainees were welﬂera, 3& DDD nnd
nanﬁinints, 317D00. Abnun-?EVODD nnrke:s gnmnleted training in~tnnt-yeaf;~ ‘
or about 6 percent of tntnl emplnyment in the 14 ncnupntinnn.r Thnné . o
completing tfnining as we 1ders amnunted tn 11 pernent nf the nelders
emplnyed‘ for plumbern and pipe—fitters about the same prnpn;;inn, and fnryV
elentrinians about 10 pernent. These large pernentnges imply the expecta=
tinn of high turnover or rapid grnwth. Thnse gnmpleting trnining ns tnnl— :
nndﬁdie,wnfknrs and patternmskers nmnunted to only abnut 2 percent nf the
nnnber emplnyed (BLS, 1977, p. 22). Unforzunately no tnbulntinn nas mnde?:
nf the nnnber of nnfkers participating by sise of plant. 80 thg cnntributinn o
of small pianta, which this snrvey nnuid uniqnéij reveal, nannnt beiseen.rj,.if
Ihe purpose of the ttaining wan prednminnntly to qualify wnfkera tn
enter Ekilled jnbn, nnly 29 pernent nf the trainees enzniled ‘Were in 1t for

i gkili_imprn?ement (BLS, 1977, p. 6). The most common mnde of training nnsi"""




tha—jnb-’nnlyLBI pefegnt were enralled in training gff tha prpductian

”t Bite.L

‘fo—site training was mast common fur waidars, haw?w'f  ' g

>just over half af all tr \  g in. the Eranspartagian equipment iﬁﬂustrj .
i}  was aff—site (page 8) Nearly half the ﬁn-the—jab trainées were‘ini
ﬂpprenticeships, with very high p:apartinﬁs amnng taal—andQEie makers,
'plumbers -and pipEfiEtEts, eleetricisns, and millwrights (page 9)

’ Fram these diverse surveys, made at different times and in ,di’g-’
_fange ﬂf.si ze la, s, a hazy picture: aﬁerges. farmal training is provided
.by a gaad deal less than half af all firms, but by mﬁre than 8 out of 10
1arger firms (500 emplnyees OF more); and the. number af workers involved in

training in any one year ampunts ta abaut sng in five in large firms, and

a smaller prapcrtian in all industry. Training iE mnstly given in campany—v

‘ sp@neargﬂ ceurses duriﬁg wurking haura. Traimiﬂg fnf skill develapment (as[~'




ﬁfgiﬁiﬂg-fgr ﬁﬁfiiiﬁ éﬁéIESﬁt;émégn;héif iivési (Ihié.erSQEQSEétian of
‘Ehe entire Hurk farce in 1963 shQWE a lawei pet;ent with fﬂrmal training
than Table 1 abave implies fnr new warkers ;aming out in 1975 ) 7

Ihﬁae whase educatian amﬂunted to 1333 Ehan 3 yeara af Eallege ware-
asked what training programs they had campleﬁed._ G@mpaﬂy caufses were
reported by 6.6 percen; (7 5 percent nf the men,_4 9 percent af the women)
‘Eﬁﬂ spprenticeahips by 8.2 percent. mstlymen ('l'sble 4 nf Ehe repnrt)
Ihese wbrkers were also asked ahnut training they had received for their
present jobs (or last jabs if Ehey were unemployed) | Same farmal trainiﬂg
(ingluding school, apptén;;geship, or company cnurses 1asting G‘QI'mﬂfEVﬁ{ o

':weeks*fqllétime)‘ﬁEé*fgpafteé”bj‘3D“§gfgeﬁﬁz On-the-job trainiﬂg (in:iudingfi;f

~ ghorter cnmpany courses) was reparted by 56 pereeat, ané 45‘per_znt said

f‘they learﬂed by ;gsual methads, such -as’. “pickiﬂg the jnb uﬁ," nf "frieﬁds;5

_»nr relatives._ (S

féﬁﬁttédgggfwéllﬁéiet‘Héiffae

.ﬁurkers, 1gbafers, and servige Wﬂrkers, far‘whﬁm casual methadslaf leaj

were ﬂnfe Eilﬁiﬁ (Table 3)

Hhen the warkers were éakea.whigh af Ehe éays Ehey 1earned their
ptesent jﬂbs wasg mqst hel ful, sgh@al (iﬁcluding cﬂmpany courses nf 6 or.
B mgfe weeks, full—time) was named by anly 9 percent (Table 3. Dnéthe—jab‘
ingzruetiﬂn vas repnftad as mgst helpful by the largest ptapnftinﬁ, 30

' pefcent, and 26 pe:cent awgd the most to just piﬁkiﬂg up the jab. Shorter

44




ERIC

Aruitoxt provided by Eic:



 had begn their best way, 2

d worked their way
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‘of ‘skill development.

tea ‘nfv how mh is spent on. Eraining by Eﬁplayera vary widelyi

".Gnerreasan for this is tha psucity of cﬁst re:u;ds' no mnre than 10 percent
'vnf the metalwbrking p;snts surveyed by the Bureau af Labar Statisti:s eeuld",g
7 identify even the dire:t ;asts Qf training (BLS, 1974, p-. 21).‘ Annther o
"reasnﬂ is thst ﬁhile tuitiaﬂ payments, salaries af traingrs, costs af

baaks, suppliES and training materials, and athet direct coats can be A

recarded " the nverhead allacatable to traiﬁing (east of trainiﬁg space in

the plan:, heat, 1ight, ete. ) and the ssiaries uf emplayees paid while

taking t:aining during warking hnurs ate mnre difficult ‘to account for.

Yet if ipdustryxseally wanted.the cost infﬁfmatiﬁn;-it shﬂulﬂ bg-ablé,tﬂ get

it.




‘Zsiﬂee éhaut 1 in 5 emplayees in 1arge fifms participata in training during
a yea:, 1 in 10 in. small firma may dn se - or- an avatage of 15 pareent 1n
the entire p:ivate eeaﬂﬂmy, (B) Ehat the average duratiaﬂ af training is
Qne week (anly 30 percent nf campanies providing eampany :au:ses during :
 hnu:s, the mest pravalgnt form gf t:aining in terms af numbar ﬁf wgrkera

iﬂvalved, gavg eﬂurses amnuﬂting to 30 or mure haurs pf trainiﬁg, aecarding

tn Lugtefﬂan, Iable 6 1) Tsking 1/52 nf the anﬂual salary fnr 15 pereent
af all warkera in the private ecannmy and applying this ta tatal wage and
salary payments in the private eennamy, which amaunted En gbaut $604 billian )

in 1974 we get about $2 billinn in sa;ary casts af trainees tﬂ add ta the E

$3 billion in dire E casts- After allawa ’3 far nv2fhead casts and*f;

_;amewhat higherﬁthan—average annua; salarie ':‘”:vx, ﬁaggrial and pf@fgs— L 5

upward pull on Ehe mean nf a small numhet af high pending - eampanias“ 5,31”

(Lusterman, P- 12) : Firma with I0,0GD or o ”empt

emplnyee at $86, while the Emsllest sise firms (with _00—999 emplayeea)

,y BPE“‘, $27 (P*%!EE 7.13) Transpurtatian, ccmunieatiana, nd utilities ami i

fquéstianngire as'v'“salgrieg af : plgyeesldevuting allnr i

*Defined iﬂ thg




;fine_eiel ené>ineurenee firme epent mere then ehe everege ($QD end $82 per _

;empleyee. reepeetively), ﬂhile firme 1n wheleeele end reteil treée evereged

only $19 (Lusgeman. Table 2.8), ‘

N Ihe $ED everege fer lerge firme mey be eempered with the everege
annual wage end salary peyment in private nenferm 1nduetry, whieh wee $9919
(full-time eqeivelent in 1974 as eemp;led by the Gemmeree Depertmeﬂt end

publigshed in the Survefref Curren: Bue;neee . Lerge firme, vhose wages .

per employee probably were higher than this average, peid-leee than 1 per-
cent of their peyreli cost for direet treining expenditures, and prebebiy
less than f pereent when ell costs ef training, ineluding treineee

' eeleriee, ere taken inte eeeeuﬁt.

Since ebeut 1in 5 empleyeee in these lerge firme reeei’vee treining each

year on the eve:ege, the 566 everege fer ell emplnyeee,eemee to ebeut 5390

e_eelery while =

'elueive ef the eﬂpleyee

per empleyee reeeiving tfeieing',

© in treining (if treining ie d'fing : ure) eed en eileweneeif Feverheed if‘ft;f

the treining ie given en eem an premieee.=»-




(which, on the average, is probably less than $100 per day).* Oné-fifth
of the'biiliaﬂ—déllar tféining budget gﬁés>fﬂtndevelaﬁﬁéﬂ£ of tfaining
the tfaining funétian CBlaunt, pp. ﬁéé); most af-theggiggﬁivig;gs gte ﬁntu
{attaﬂpted by smaller campaniea engaged in tfainiﬂg_ ihé BalikSystem 3
training pragram mskes 1imitgd use af tuitian gid aﬂd telies hesvily on
inte:nally developed caurses (LuxEﬁbezg, pp‘*33=34) It wnuld appear
that the Bell System training budget is in the neighharhaad af 5 perceat :
of its total wage and salary bili. h _ ‘ | '
This whaleheafted dedicazian to ttaining is far fram typical of Amer!“

ican :umpanies, ag is apparent. fram the estimates qf training expenditures,, 

suggested abavei IE is na;ewntthy that atAa time whEn gﬁncern abﬁut
deglining rates of pradugtivity grawth is sa géﬂeral, g0 li;tle is dnne tﬁ’
eahaﬁce the. p:aductivity g:awth of ﬁhe wﬁrkfurce thrnugh trsining. Ia it '
Passible Ehat industrial manageuent has little fsith in the enhan:emgnt af‘ :
prndugtivity thraugh ttaining* ! | t‘ ‘ EER

The psu:ity uf recards on the cast of trainiﬁg partieuiarly Ehe less=;:ii

formal modes - leads one abserver EB'EBEmEﬂt'- "This 1eads nﬂe ta vigw‘ﬂithf;;k

censiderable skePtieism pragtams designed té subsidise tfainiﬂg ar ta*insu:e

employers against the risk @f higher training custs aasaeiateé with the ,i.
‘_emplayment nf disadvantaged groups. Sugh pragtams attempt Eu pravide a

cost in§Eﬁt1ve for- maﬂaggment to train when it dﬁes not vigw training as a

st item " (Piore, Hsnpnﬁef Administrs:inn Research Hnnngraph No. 7, p. lﬁ)

*Fuli-time equivalent average wage gnd salary per emplayee in the
telephnge ‘and - tglegraphlgammunigatians iﬂdustry wag $l8 555 in 1978, '
: gc:ﬁfding to the’ D2partment of - Cammerce, ‘or-an’ average of $71 per day.
- receiving ﬁrsining may average a 1itt1e higher.

Thésé




manifegted its 1 f

the past 15 years. A seeand is pfeviding fnr changing
=ski11 needs in the warkfa:ce af;ﬁany>iﬂdustries. A third 15 iﬂ taking on
_the extra task nf aidiﬂg in affirmative aetinn pragrams to cambag Ehe

resiéual effe:ts of. a gentury af disgriminatiun in empleyment on. the bgsjs'

of race and sex. A final challenge tﬂ industry 15 iﬁternal- ta 1u9k at
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”i);?:@duégiv —yrﬁerk in egrieuleure teshigﬁefépfeduetiviﬁy jnbe in ﬁenfefﬁ c

empleyment shift effeets in miging, menufeeturing,

- nereeeing prepertien of new, unekilled ﬁ@rkggsjb

'in ehe"e‘ r.fereepreeultieg frem high birthe'in>the eerly 195@ slend

- the7influ: of - ﬁemen inte Ehe 1eber markee, the decline in the grawth of
rithe ameunt ef eepitel equipment per werker* the diveteien ef investment
and Leber to pellutien—eene:el equipment end werker eefety meesuree, aﬂd
the effeete of the bueineee dewntu:ne in 1969=7D and 1974ﬁ75 (Herk Kuteeher,

end Herewerthy, in Netienel Gentef for Preduetivity end Quelity of Werking

Life, 1977, pp. 9—16)

Seme of theee feetere will een;inue te eperetei end thefe is no way .

that treiniﬁgveen heve an impaet ‘upon theu.: Hewever treining can help to .
redreee the effeete of the deeline in quality of . the laher feree, not- enly o
»by enheneing the ekille of the new werkere but also. by generel upgrading end e,
eharpening of ekille and efficiency, including. menegefiel end teehnieel e
ekille ﬁhieb peteﬂeielly heve a bfeed effeet ‘on the efficiency with which
.Einduetry eperatee. | _ . ’ | e

ZVThe effect of tteiniﬁg:en pre&uetivityvhee_net, i;_ie»feif‘te ani'bgéﬁe..
established empirically in a eleer and incontrovertible manner. There is
evidence that preduetivity is related to rieing educetienel 1evels.. For .
example, Edwafd Denieen eetimetee thet f:nm 1929 te 1959 the se in the
.edueetienel ettaiﬁment of empluyed Hurkere enﬂtributed ebeut D 5 pereent to

the everege annual increase . ef .22 pereent in the eeeter petentiel-

Thue,

.e;rie;ng edueetienel etﬁeinment eentributed between a- fifth en& a querter ef

llthe tetel preduetivi;y inereeee. The eeleuletiee was beeed on’ the massive

S



‘4.1;ﬂé£éaae in”tha prnﬁértinn of wwrkers ‘who had 2ampleted high achnnl and
7. eallege, and the langer azhaal years when they were students, and. Denisgn
| ~used earninga différentials by level éf educatian as a measufe af the o
x'mafginal pfaductivity of. the warkera (Denignn, in Natiqnal Genter fnr'
Productivity and nglity Df Wbrkiﬂg Life, 1977,pp-21=24) | | |
It is plausible that if general eéucatiﬁﬂ canttibutes 80 sigﬁifigantly&'
to rising autput per warker, trsiningithat enhances work skills must alsa
tribute, even if the eantributian cannot be meaaured by thé available
statistics.
Attempts to measure the effectivenes;“af tfaining in innfeasigg »
pfaéuctivity have run inta difficulties for a vafiety af reaso A ﬁajar .
prob 1em is fiading a way to measure the individual's pfgductivity gr jcb |

per f ormance.,’ Far most jobs there is ro simple mgasure af perfarmana,;tsuchf

as units prndueed pér haur, instead rgsearchers have ‘to fall hack

 -bi1ity, mativstinﬂ, or drive amang iﬂdividuals and a hnst_

Ehe wark situatian. '1h}f SEA ' afﬁ




combined total. The differences among engineers in ability and educational
background before they took the continuing education were controlled for
eight variables measuring school achievement, supervisors' ratingé, and
academic honors. Other variables that had to be controlled for included
length of professional experience and "drive," the latter being based on
supervisors' judgments. The findings of the survey showed a consistent
"weak to moderate" positive relationship between continuing education and
earnings. What is still undetermined is whether the more capable or
motivated performers tended to take continuing education - i.e., which was
cause and which was effect. The éffEEFE of variables measuring differences
in ability and educational background were egamined, but the variables
available do not clearly measure innate ability, and the hypothesis that
the more able took more continuing education cannot be ruled out.

In view of the difficulty in measuring the effectiveness of training
in raising productivity, we find ourselves forced to take the value of
training on faith, and indeed this has been the major underpinning of
training over the years. Perhaps more than about 1 percent of the wage
bill might be budgeted for training if there were better evidence of its
value, since even a small additional increment in productivity would have
an ilmmense payoff.

B. Training for Changing Skill Needs

The growth of the economy, and especially the faster-growing sectors,
imposes substantial burdens on the skill development system and on training
provided by industry. This is partly because changes in employment patterns

may proceed faster than the tradition-based skill development mechanisms

are prepared to cope with. Unless education and training programs are
adjusted flexibly to the changing needs, there will be shortages of trained




workers in the faster-growing fields. As we observed above, the final
step 1: the skill development process - the step that has to make up for
the deficiencies of the others -~ is training within industry. |
Education and training in occupational skills has to provide not only
for the growth in demand for the various occupations that accompanies
economic growth and change but also for replacement of workers who leave
occupations because of retirement, death, withdrawal from the labor force
before retirement (as in the case of women leaving to keep house), or
shifting to other occupations. To illustrate the importance of this
replacement need, we may cite the most recently published projections of
the Bureau of Labor Statistics, those for the period 1976 to 1985 (Bureau
of Labor Statistics, Bulletin 2020, 1979). Iﬁ Ehis-ninEEyear period, 16.8
million job openings are projected in all occupations to provide for their
growth, and nearly twice this number, 29.1 million additiomal openings,
will occur as a result of replacement. Moreover, the latter estimate does
not account for openings arising as workers shift to other occupations.
The total of 45.9 million job openings, or an average of 5.1 million a year,
ls therefore a minimal estimate of the number of persons who will have to

acquire work skills. The occupational distribution of these is shown in

the following table (ibid., p. 6):

Ayerage Eﬁﬂu&l

Total, all occupations 5,100
White-collar workers, total ' 2,750
- Professional and technical worker v7lD
Managers and administrators ’ 600
Sales workers T -330
 Clerical wvorkers 1,110
Blue-collar ﬁtfkers, total 1,430

Grst and kindred workers ' B : ~ 610




Average annual job openings (000), cont'd

Operatives 640
Nonfarm laborers 180
Service vorkers, total 900
Private household workers 50
Other service workers 850
20

Farm workers
Even allowing for the fact that some occupations, such as private
household and farm workers, do not typically acquire skills by employer-
provided training, it is apparent that the skill development task (especially
when occupational shifting is allowed for) will involve 5 million or more
workers. It exceeds the average size of the age cohort of the papulatiaé
rgaching working age annually in this period, ;hich is about 4.3 millionm,
" not all of whom enter the labor forée-
We can least securely rely upon existing skill development mechanisms
to perform adequately when the growth rate of demand for the occupation is
signifiégntly above average grawéh rates., The BLS report identified 73
occupations in which growth rates will be 50 percent or ﬁgre above the
average growth rate of 19 perceﬁt in this 9-year period; in half of these

H

the growth rate is projected to be at least twice the average. A list of

these very rapidly growing occupations follows:

Bank Officers and Managers

Urban Planners

Palice foiﬂéfa -

Sewage Plsnt Operators

Cement Masons and Terrazzo
Workers

Insulatian Workers

Ironvworkers. and Riggers

Operating Engineers

“Plumbers and Pipefitters

“RDBEEEB

-Flight. Attendants

nglagists ,

‘Geaphysiciats

,-Surveyats LT

.Airennaitianing, Refrigefatien,

and’ Heating Mechanics

: cupha s : :
‘f;Physicar Th apists S
B f?hysicsl R

Business Machine Repairers
Eamputer Servi:e Technieians

Dental,Assistgnts

Dental Hygienists
Dental Laboratory Téchnicians

Physicians:

Emetgeney,ngdigal Technicians

. Medical Laboratory Technicians

Medical: Recurd Technicians and
Clerks -

_Radialggig Te:hnalngists
- Respiratory Therapy Workers
- Licensed Prac i;gl Nursea

TAssistants and wi




Aides = Health Services Administra.ors
Speech Pathologists and Audiolo- Homemaker — home health aides
glsta Floral Designers
Dispensing Opticians '

It can be seen that these occupations are of all kinds, including many
health-related fields, repair and maintenance mechanics, professional,
managerial, and clerical occupations. The training needs differ widely;
for some, relatively little on-the~job training is customarily given.

These high-growth occupations should not be seen as a list on which to
concentrate attention in planning training - for in many other slower-
growth occupations larger numbers will have to be trained - but rather as

a list of potential danger spots to keep an eye on and make sure that

training resources are adequately expanded.

C. Training in Aid of Affirmative Action

groups and women as a result of past discr iﬁatiﬂni The earliest efforts
of industry to employ these disadvantaged groups in 1arger numbers ran
head—ﬂn into their lack of qualificstiﬁns.- Few of the disadvantaged had
taken training for the better-paying, higher-skilled occupations in schaal
because they knew they would not be able to find jabs. As'a result when
the jabs did open up, they had not the skills. Hiuﬂrity sﬁd women wufkars
in industry had been shunted to lawagrade, éften dead—end jéba, anﬂ there
Ehey.sat. The answgr, therefure, Vas training within industry, 1; became {
ﬁgcessary to get up Ergining appor:uﬂities withiﬁ the plant npen to - these‘

_wnrkers, to gﬁcﬁurage them tn tgke Ehe trainiﬂg, Eﬂd tu mske suze that thé’

training was adagted tu their

: .,in :heit eduegti'n;gﬂd skilla'_fv_af_




Where training already existed, questions of the rights of various

employees to admission arose, as well as the need to adapt the programs

_ - - -
to the special needs of minority groups or women trainees where such needs

were evident,

The Civil Rights Act of 1964, under which the Equal Employment Oppor-
tunity Commission operates, does not requirertfaining where none now exists.
It does try to assure that adnission to training is governed by the protec-
tions of equal employment opportunity standards. Voluntary action by
employers and unions is encouraged where past practices (that wvere not
illegal at the time) have created an adverse impact on the employment

opportunities of any group. Where the available labor pool of minorities

or women for employment or promotional opportunities is iimited because of

historic restriction by employers, labor organizations, or others, the

Guidelines issued by the Commission encourage employers to take affirmative

action, including establishing

training plans and programs, including on-the-job training,
which emphasizes providing minorities and women with the
opportunity, skill and experience necessary to perform the
functions of skilled trades, crafts, or professions (Equal
Employment Opportunity Commission, Affirmative Action
Guidelines, Sec. 1608.3, Federal Register, January 19, 1979,
Part XI, p. 4427). -

D. Evaluation of Training

It should be apparent from some of what has been said above that there

are questions as to the value or effectiveness of training; industry is not
sold on it unanimously. Part of the reason for this must surely be the lack
of clear measures of its value, or, more précisely, the ratio of its benefits
to its costs,

There are two ways in which evaluation of costs and benefits would

be helpful: first, in determining whether to provide training in a specific
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company and in specific skills within that company at a point in time;
second, in determining which of various alternative methods of training

in specific skille is likely to be the most effective in view af:the costs.
The second is a valid question to ask even if the question of whether to
train at all is decided as an act of faith. Even if training directors no

longer have to justify theilr existence in the company they must ask them-

selves how to provide the best training for the company's dollar in each
instance.

Some of the difficulties involved in evaluation research are touched
on above in the discussion of productivity. In addition to those, one
should mention the problem of control groups: ‘the difficulty of finding a
group of workers, similar in évery critical respect to those receiving the
training, who do not get training, so that differences i performance between
them and the group receiving training can be attributed to the effect of
training. Control groups of rats in a laboratory do not feel discriminated
against, do not file grievances, nor go on strike; no one considers that
they have to be treated like human beings.

With this as background, the lack of evaluation of training within
industry is understandable. Clark and Davis (1975) report:

Surprisingly little progress has been made toward developing

techniques for comparing the benefits of training with its cost.

While many studies have shown the returns to investments in formal

schooling, a survey of 100 large corporations by the authors

turned up no instances (among the 50 replies received as this

chapter is written) of business being able to gauge the returns

to investments in training with the same financial analysis

that it uses before deciding to build a new plant or when

choosing between alternative pieces of equipment. While some

companies may be conducting formal financial analysis of their

training, our findinga reveal that business, in general, lacks
sophisticated guidance in cost-effectiveness analysis (p. 186).




These authors report that management is pushing training staffs to
provide justification, thereby stimulating evaluation of some sort, much
of it subjective. Trainees are asked if they found the training worthwhile.
Supervisors' opinions are sought. Salesmen's sales records before and
afteégtfginiﬂg are compared (a more objective method, but certainly an
outcome that may reflect causes other than training). The same comment
may be made about comparing turnover before and after training, rates of
promotion, and other benefits.

A sounder evaluation approach might be to build evaluation into the
way the training program is conducted, such as using control groups in
different plants or departments and keeping adequate records. One sugges~
tion by Clark and Davis (p. 187) is that the profit centers in a company
be required to buy their training from the training depattment, rather
Eh;n get it as a free service. This might result in the buyers being more
eritical and more demanding; and the training would no longer need to be
justified to the company. It is not likely that many training directors
would agree to this system.

There is room for progreass here, and perhaps some is being made. The

“Bell System has a research project to measure performance (the eritical
variable for evaluation research) - in this case managerial performance
(Robert L. Craig, American Society for Training and Development, in an  _
interview, July, 1979). With large firms that invest so much in training
leading the way in evaluation research, it may be hoped that methods will

be developed and that evaluation will become a common tool to improve

training.




V. THE ROLE OF GOVERNMENT IN SUPPORTING TRAINING
PROVIDED BY EMPLOYERS

What role, if any, should govermment take with regpect to this
internal activity of business firms? Although the federal government now
subsidizes training within industry, this is still a controversial issue,
not only as to whether support should be given but also as to the extent,
the kinds of situations in which support is justified, and the methods by
which it is furnished.

That the govermment has legitimate interests in stimulating training
is not questioned. The government has an interest in helping to raise
productivity, in order to reduce inflationary pressures, maintain competi-
tiveness of American industry in world markets, and assure rising levels
of per capita income. It has an interest in whatever contributes to
affirmative action for equal employment opportunity, to assure equal treat-
ment of citizens. It also has an intérest in helping in the employment of
disadvantaged workers who are unemployed because of lack of skills, not
only to enhance their income and sense of independence but also to get them
off welfare and other transfer payment programs. A éacial-cantfibutian tct
training might offset the costs of thesé programs. | -

Industry's attitude has been mixéd. Some firms prefer ﬁa do their
own thing: tg.give training as they EEE'thézhﬂeEd.fﬁi Ihey~a£é'iéatﬁ Ec .

lose cﬂntral of training, especially to unions,, This mntive unﬁéfliés'the_

’ reluctsnce of maﬁy fifms tha; Fin apprenti:eship pragramsvtn regiater them

o with Statg Appfenticeship Cnuneils or the Buteau af Apprentieeship and

;Afiraining af the Department af Iab r,' Indiviaual gmplnyers,

'igpeeiaily

b‘%~small anga, ﬂn.nut give fnrmsl training be:aua'inf their inabil y to hir:




to make setting up a training program worthwhile; they do not welcome
attempts to push them into this activity.

Yet there is support among some business groups for government inter-
vention. The Committee for Economic Development, a "liberal” business
organization representing mostly large firms, in a statement by its Research
and Policy Committee, supports increased financial incentives for appren-
ticeship programs, primarily in the form of stipends, and experimentation
ﬂiﬂhﬁtrainiﬁg vouchers for apprenticeship and other skill-training programs,
to preserve some marketplace automatic controls by giving trainees a chance
to shop around for the best available training opportunities (CED, 1978,

p. 67).

Government could promote training provided by industry by methods
short of financial support, B? Eéghnical aid and related services., It now
gives this kind of assistance for one form of training, apprenticeship, and
could extend it to others. (The Bureau of Apprenticeship and Training in
the DEﬁéftment of Labor was created out of an earlier agency focusing on
apprenticeship alone, with the purpose gf broadening ite technical, statis-
tical, standard-setting, and promotional functions to other types of on~
the~job training, but the agency never made the metamorphosis expected:
out of the chrysalis came the same caterpillar that went in.) The technical

~aasistance could include adviging firms, especially small ones thgt cannot
afford to employ training staff, on how to assess their needs for training,
and on the best ways to provide it, including using resources outaide tﬁe
firm, such as schools and pr/vate firms that provide training services.
The United Kingdom has developed such adﬁisgry services, which have proven
helpful ta‘émall firms, Statistical services WQHldAEEDEZibQEE to better

f%%planning of training assistance; they should include regular collection of




data on the nature and extent of training being given. Finally, technical
assistance could include development of research methods for evaluating
the effectiveness of training, and building the necessary record-keeping
into the system.

Financial support for training is more controversial, Economists
have approached government subsidy for this, as for other "internal
activities which industry has traditionally done by itself, with some
skepticism: "A subsidy is guilty until proven innocent" (Mangum, 1968,

P. 7; see also Lebergott, 1978). It is argued that gévérﬂment should not
subsidize training that is specific to the firm and of no use to the

worker in any other job, since it does not promote employability.

"General" training (in Becker's sénse), on the other hand, is theoretically
paid for by the employee through a wage below his marginal productivity
level, and the employer should receive no subsidy for what he does not

pay for.

Nevertheless, it is conceded, there is a social benefit in some casgses
above the benefit to employers and workers. Examples of cases that justify
governmment subsidy to employers for training include workers whose produc- )
tivity is so low, because of lack of work skilla,:that if they paid the cost
of their general training, their wage rates would be below the legal miﬂimum,
or so low that they would offer the worker little incentive to get off
welfare or other transfer payments- Careful examingtiun is urged "to assure
that thg social benefits in excess of private benefits aetually exist"
(Mangum, ibid., p. 13).

Strnng guppart for federal aid was voiced by the Task Force on Qecupg—
-tianal Training in Industry, esmpased of induatry. uninn, and public e

';representatives, in its 1968 rgpaft. A Gavernment Gammitmsnt tg Dgeugatianai




Training in Industry. The report recommended a National Training Act as

the charter for a national planned program of "levels of training adequate
to meet the nation's economic, social and security needs." Eederél support
was recommended only for (1) "an identifiable program" of training and
related services for the unemployed, underemployed, disadvantaged, handi-
capped, and new entrants into the labor force (not a very narrow limitation);
(2) training supervisors to deal with problems of the disadvantaged; (3)
helping small firms to train; (4) supporting training by firms or organiza-
tions beyond their own manpower needs for the general job market in specific
areas of federal interest; (5) training by hospitals and other nonprofit
services where passing on the cost of training to the consumer would be
socially undesirable; and (6) training imn shortage éecupatians (ibid., p. 8).
Employers training the disadvantaged under existing legislation (MDTA) were
to be reimbursed only for the extra cost and risk involved, above the costs
customarily incurred in training a new employee (ibid., p. 10).

The task force put forth one new justification for govermment support:
training provided by an employer may be an effective éﬁbgtituzeg at lower
cost, than other forms of training now provided at public expense (ibid., p.
75). Broadly interpreted, this could refer to public vocational education
in secondary sehaalséas well as that financed by income transfer programs.

The issue is not merely theoretical, since there has been federal support
for on-the-job training for 17 years, first under the Manpower Development
and Training Act of 1962, and currently under the Comprehensive Employment
and Training Act of 1973, most recently amended in 1978. In the fifst ten
years of the MDTA program, 1.9 million persons were enrolled in training -
two-thirds in schools and other institutional training and one-third in

on~the~job training. More recently the proportion in private industry




on~-the-job training has been reduced, partly because a larger proportion

of the funds are going to public service employment, which is supposed to

p. 307).

One of the chief mechanisms for promoting employment and training of
the disadvantaged, the unemployed who lacked marketable skills, has been
the NAB/JOBS program (National Alliance of Business/Job Opportunities in
the Business Sector, if one prefers the stodgy name to the snappy acronym).
This organization, begun in 1968 and led by businessmen, attempted to gain
the support of industry for employment of the disadvantaged by soliciting
pledges of jobs. It promised more than it delivered, according to the
Director of the National Commission fnr Manpower Policy, and in recent years
only 2.5 percent of CETA spending has beeg devoted to on-the-job training
(Isabel V. Sawhill, quoted in National Camﬁiséi@n for Msﬂpa?er Policy,

Report No. 8, December 1978, p. 110). "

Evaluations of the 17-year experience in supporting tralning are wixed,
reflecting the various forms the federal on-the-job training programs took
and the wide variety of circumstances, client groups, emplé;;fs, and sponsors

“erry, et al., 1975; Myers, 1971; Haﬁgum and Walsh, 1973; National Commission
“+r Manpower Policy, 1978). 1In game cases high rates of successful outcomes 7
were achieved by selecting the most able and emplﬂyable warkers for the -
~pfégramg to begin with =~ cresming," iﬂ the jargon Ehat has develgped arnuﬂd
the administfatian of this iegislatian.‘ Iﬁ ather :ases, emplayers p:avided
farv"training aﬂly lawﬁwage, highaturnﬂver jubs they gauld £111¢ in no. nther
' »Hgyl with the regglts that might have been axpeeted. -

Campared to. the nther majat type af training prcvided under the gaverni

*2% !ent prag:ams, trgining iﬂ sehaalg or’ ather iﬂs;icutigns.:éﬁfthg-jab traiﬂing ]”F

'”'ghuwﬂ:by evaluatian studies'ﬁﬁ have beenfr' : gastseffective., ;




Cost-benefit ratios of over three to one are reported. The ratios depend
on assumptions as to how 'long the benefits will endure through the worker's

subsequent work-life; if five years is assumed, instead of ten, for example,

the training, especially institutional training with lower cost-benefit

ratios, is open to serious challenge (Perry, et al., pp. 158-159). (These
estimates do not include non-earnings benefits, such as a re “ion in

unemployment insurance or welfare costs.)

The institutional and on-the-job training should not, however, be
compared as if they were alternative methods of accomplishing the same
purpose; they really serve different ends. Institutional training is more
appropriate for occupations with a high theoretical content, where the
worker must have a great deal of training before he can be productive, or
where safety is a consideration. On-the-job training is best for more prac-
tical skills, not easy to teach in a school, and where the worker can be
productive quickly. It is also cheaper, and, from the worker's point of
and receiving a wage.

In summary, subsidized on-the-job training, despite some ambiguous
evaluation results, has helped to get long-term unemployed workers (structur-
ally unemployed and disadvantaged workers) into jobs and has succeeded in
part because it is inextricably associated with employment programs.

There are seziausrqu,stians about the best method for providing a
subsidy. Supplements to wages have been one method, tax credits another,
and each has its aévantageé and problems. 'In addition a levy-grant system
has been used in the United Kingdom.

An 1llustration of the former is the on-the-job training subsidies

under MDTA, which were a fixed weekly amount for a maximum number of weeks




for example $25 a week for a maximum of 26 weeks, a totzl of $650 per
worker. The subsidy was supposed to pay the training cost to the employer.
The worker received a wage. 1In the NAB/JOBS program, which concentrated -
on employment of disadvantaged workers, the subsidy was $3000 per worker.
Nevertheless, n.st employers able to choose between ordicary on-the=job
training under MDTA and NAB/JOBS participation preferred on-the-job training
workers (Mangum ard Walsh, op. cit., p. 135). -

The direct subsidy focuses attention on the amount of the subsidy in
relation to the productivity of the worker. It gives the local sponsoring
agency some control over the program. Tax credits are preferred by employers,
however, because the. involve less paperwork and because the employer can
get the benefits by exercising his own initiative, i.e., in the course of
fi1lling out his own annual income tax return instead of waiting for a govern~
ment agency to process the payment.

The Task Force on Occupational Training in Industry recommended that
direct subsidies, rather than tax credits be used, because they saw the need
"o focus aid for training on disadvantaged watkefs, shortage occupations,
ind problem areas (such as small firms) and did not want to justify federal
support for generalized training throughout the economy (ibid., pp. 79-80).
The Treasury Department opposed a tax credit, wishing to avoid having to
evaluate training programs for eligibility (something that could be avoided
by having a training agency Eeriify programs before EEEZfﬁeré eligible for
tax éredité), on the gréﬁﬁds;thét-tét 1égigléticn ié feviééériﬁffééuently
while direct subsidy legislation is usually written for a few years at a
time, and on the grounds tﬁat the tax léﬁs éﬁguié'nat ﬁe uséiFééiééhiété

~ social objectives (a startling philosophical departure) (ibid., pp. 80-81),







'mérélﬁf-ghggkga pafﬁig;patezin hiring the strugtursllyiuﬁémilayedn (National
ﬁamﬁisgian for Manpower Paligy,'December, 1978, p. 2).

In the IQTSEamgn&ments to CEIA, a new Title VII prﬁvided for the

eatablishment of Private Industry Councils by 1aeal private spansnrs (ageneies ,

unf state and local governments responsible for operating CETA prugrams)
The Councils, composed pfimarily of business rePrEBEEtatives, would be.
respnnsible for developing, and in some cases aperating, programs to train
and hire the structuraily unemplayéd and for gdvisiﬂg the prime sponsors
on other aspects of their pf@gramé; |

it is too early to evaluate the effectiveness of these two new programs.
Like thuse that preceded them, they attempt to accomplish a difficult task -
building the skills and emplﬁyability of the leastsadvantaged petsgns in

sagiety by ggining the cﬁéperatinﬁ of induatry.v Ta da this, Ehey, as was

true 1n the earlier pragfams, use sume cajalery and snme finaneial incentivesh;.ym

““But in daing 867ty td'ﬁaik ‘the fine'l ne betw en. giving away tﬁa mu:h and VJVf

inading the pragfsm dawn with s0- many cantrals ta prateet the wnrkers and ?;fi'

the publi: intérest that buainess gaaperatiﬂn is 1Dst.

'v'but it is :ertginly not one that clearly pnints the way ta the “right" ‘

,pragtsm,

The experieﬁce ta date in thg United States is n@t withaut its SHEEEESEE, w_éz




* A, Data Collection .




(8) Surveys of groups of workers or of a sample of the- popu-
lation shoulu be made to get a different insight into the
incidence of training, sequences or combinations of
education and training, and demographié characteristics
such as age, sex, and race. Age 1s particularly important,
not only because education and training patterns have changed.
over time, but also because older workers have had more
exposure to whatever training was around. :

=

B. Technical Aid to Training

Small employers should be given technical aid to help them in identi-
fying their training needs, in locating good sources of training for their
various occupations in the community, or in providing training within'the
company for small numbérs of workers at'reasanabie cost. Universities and
colleges, technical institutes and community colleges, praprietary schools,
audio-visual aids, and programmed teagﬁiﬂg methods are avaiiabie; but the |
small empléyers need expert guldance in seleﬁting‘ampng ‘them the.tfaining'
best suited for their Qggupatiana and their partinuiar wnrkera.  Institu-
‘tions- in -a--community- may“be-stimulated ta~prﬂvide cours if ameanE”¥““*“";““
identifies a need on the part of a number af small firma. |

There should be in each :ammunity ar ‘at the state level a technical
The federal gavernment should play a rﬁlg iﬁ'fundigg this_servieg, ‘but s;gte
govermments and industry groups should also contribute, the first by federal-
state ﬁatéhiﬂg grants, the second by fees fﬁf*Séfiicéa" It'ié imééiiéﬂt |
that business firms be more than passive fecipients of tegﬁniéalvaidgéghgy‘
should help to generate it and ta‘ﬁéy‘far it.

If this service is set up as part of the Employment and Training
Administration and its affiliated gtateiagéneies; it shﬁuld_be isalateﬂ ;

sufficiently from other operations of the state employment security agencies

so that the workload pressures of other programs do not swamp the training




'“eetviee, au hes frequent;y heppened to ether eervieee previded by the

enpiejment eeeu:ity eyetem.

Dther teehnieel eid eheuld inelude a teguler pregfsm of eurveye of

'ktfeining aetivity end ef reeee:eh_un_evaluetinn methe/ ;Su:veyezef_e,

rpleyere every_few eere might be eee

_fedezel—etete enepetetive eeeupetieﬁﬁemplg Xent etetiatiee pregrem

n,tetietie'..-Leee

'ieen&ueted under Ehe direetian ef ‘the-Bu

'Erequent surveye ef e semple ef werkets eeuld be:mede threugh the meehaniem

,4,.4

'enf the Curreet Pnpulatien Sufvey. )

elua, an reeee,,_leen dfew an the

: experience in eveluating treining uﬂder HDTA end CEIA.

C. Finaneial Aid




‘ A.saeend ig Ehat industry shﬂuld partigipate actively:inﬁthe planning

and gavernanee af the pragzams, rather than be Ehe pagsive abjects af P

V H§ﬂiﬂ5 by eager gaverﬁment ageneies. The idea embadied in the NAB/JDBS
ptagram and 1n the Priﬁaté Induatry Gauneils is snund.-- -

What 15 not so: elear is whether gavernment shauld ga beyﬁnd generqus

and;vigcraus financial auppurt fa: emplayability trsiniﬂg ﬂf disadvanzaged
or structu:ally ungnplayed wurkers anﬁ ‘exteénd its suppnft ;a skill 1mprave—
ment fgr enplayed wurkers. Ihe handicaps pteventing small firms- frnm
engaging in formal tfaining and the need ta enhange pradu:tivity argue for
gavgrngentlsuppa:ti The ungertain paygff and,the paﬁeatial far waste lend

. support to Ehe view that, thaugh the:gavefnmenf shaulﬂ'enGGEEQEE'trainiﬁg;

the cost shnuld be barne by the warkers whn benefit ar by the iﬂdustty andil

dts custamers ra:her thgn by the Eaxpayers ge&?raliy. A training system

industzy, ;hraugh -8 - payrnll tA a'nt arrangement,; .

;.ffinaneed by..
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